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ABSTRACT

This study was about “Political Caucusing and Policy Legislation in Uganda’s Parliament,”
which is a paradigm shift from the conventional representative legislation in parliament to the
contemporary political caucusing one. These emerging scenarios have in a way affected policy
legislation. The study, therefore, explored the possibility that political caucusing contributes to
legislation through three objectives that included: to examine the extent to which political
caucusing influences agenda setting; to examine the extent to which political caucusing
influences policy enactment; and to examine the extent to which political caucusing influences
policy outcomes in the Parliament of Uganda. The study applied the cross-sectional research
design and administered questionnaires to 103 respondents and an interview guide to 10
respondents. The respondents comprised Members of Parliament and staff from the
Parliamentary Affairs arm of the Parliament of Uganda. Both qualitative and quantitative
techniques were applied in data collection and analysis. Findings of the study depicted that
policies are originated from mainly the President’s campaign manifesto, State of the Nation
Address and Budget Speech. However, incidentals like vagaries of nature; landslides and floods
and internationally ratified conventions and treaties may cause urgency and thus deviation of
attention to either a government or a private member’s bill to be tabled before parliament. It was
on this basis that it was analysed that political caucusing influences agenda setting, policy
enactment and policy outcomes through behind-the-door meetings that influence caucus
members’ presentations and decisions on the floor of parliament. The study espouses Max
Weber’s elitist theory that the elites shape mass opinion. In this study, the elites included the
Members of Parliament; both in the ruling party and opposition, in addition to civil society. The
study, to some extent, confirmed Easton’s systems theory which portrays public policy as an
output of the political system in that Cabinet is constitutionally mandated to originate, formulate
and implement policies. The study, therefore, recommended that political caucusing should, as
much as possible, be open to all members of each political party and stakeholders, including the
civil society and more accommodative to each other’s views for the common good. The study
was, however, not exhaustive enough since it is a relatively novel concept. It, therefore,
recommends an area for further research to include the influence of stakeholders outside the
ruling party in shaping public policy.

xii



CHAPTER ONE
INTRODUCTION

1.0 Introduction

This study analysed the influence of political caucusing as a new ideological orientation on
Uganda’s policy legislating landscape. Caucusing was perceived as the independent variable
while policy legislation was considered the dependent variable. The study subsumed that
political caucusing was meant to enhance popular and productive policy outcomes and entrench
the tenets of good governance. Chapter one presents such sub-themes as: the background to the
study, statement of the problem, general objective, specific objectives, research questions,

conceptual framework, hypothesis of the study, and the significance of the study.

1.1 Background to the Study

1.1.1 Historical Background

During the classical times of the ancient period, political governance and management of
societies were a monopoly of kings and queens. As such, there was nothing like caucusing or
assembling for legislation following colonial systems. Policies and laws spontaneously came
directly from the kings. In this regard, Frank and Brownstone (1986), observe that legislative
bodies did not exist in the ancient classical age of Greece.

Africa as a colony with a distinct shortage of literature on politics (Spiro, 1966) no doubt fell
prey to the European ideological orientations that subsequently shaped their political party
ideological systems of governance and policy legislature. Following the Lockian school of
thought of the social contract theory, African governments, after their individual political

independency, from their colonial European masters, created administrations.

Uganda which originally began as a one party state later transformed into a multiparty
dispensation. As such, by the early 1940s and 1950s, two dominant political parties emerged

with their ideological orientation built on religious values. These were: the Democratic Party



(DP) for Catholics and the Uganda People’s Congress (UPC) for Protestants (Kalinge, 2011).
Shortly after, another traditional political party popularly referred to as “Kabaka Yeeka” (KY) or
Kings Party emerged. The emergency of KY changed the political landscape of Uganda’s
political framework in that KY entered into an alliance with the UPC. From this standpoint, one
can argue that the UPC-KY alliance was the beginning of political caucusing in Uganda. But
because this caucus was not built on honest and popular political ideologies, it soon collapsed in
the wake of what came to be called the 1966 Buganda crisis. However, the leadership of UPC
together with other African leaders including Julius Nyerere of Tanzania, Jomo Kenyatta of
Kenya, and Milton Obote of Uganda formed the Mulungushi club in which they regularly
interacted with African intellectuals to brainstorm on what was good for Africa (Balunywa,
2005). Based on the decision-making and actions of the club, one can ably argue that the
Mulungushi club was as good as a non democratic political caucus that was meant to legislate for

African people.

Beginning 1966, political parties in Uganda went into abeyance. This left UPC as the only actor;
a factor which made political caucusing take to the covert stage. This absence or weakness of
political caucusing in Uganda’s legislative assembly inevitably enhanced internal divisions in the
dominant UPC which gave way to the emergency of an authoritarian government led by Maj.
Gen. Idi Amin. This soldier majorly governed through decrees and disregarded the legislature as
an important institution of policy making. He, therefore, undermined political caucusing and
multiparty dispensation (Karugire, 1990; Kivejinja, 1995).

In 1980, multiparty democracy was restored in Uganda. The restoration of political party
dispensation gave rise to the emergency of several interest groups in parliament. However, the
multiparty restoration was short lived; it lasted 42 years. In 1986, the new NRM government
suspended political parties and mooted a new legislative body politic called the National
Resistance Council (NRC), which was built on a one party ideological political system. NRC

was now charged with policy legislation (Akena, 2005).

Seven years later, in 1993, it became vividly clear that pressure groups, civil society

organisations, human rights activists and cultural associations had intensified pressure against the



NRM to open up political space. At the apex of the 1994 Constituency Assembly, different
political interest groups were caucusing to constitute into critical masses for the demand of a
specific policy direction, and by the time of the promulgation of the 1995 National Constitution,

Uganda had already embraced a multiparty ideology of governance (Kibalama, 2002).

Today, the growth of varying interest groups in Uganda’s multiparty dispensation has greatly
influenced the voting patterns. Voters elect Members of Parliament basing on political, cultural,
religious and economic values. As such, the Parliament of Uganda has become a melting pot of
several political caucuses. These are: NRM caucus, Buganda caucus, Opposition caucus and the
caucus of MPs from the north (Olum, 2011). These caucuses are built on cultural and political
ideologies. One standing caucus that seems to be engaging into active policy ideological
legislation is the Opposition Caucus. At times when it comes to critical policy legislation, the
NRM and opposition political caucuses dominantly emerge, swallowing up the Buganda and the
Northern MPs caucuses. These political caucuses meant to strengthen and improve policy
legislation in Uganda have frequently turned the parliament into a centre of clashes, conflicts,
tension and at times open confrontation and marginalisation of views of various caucuses other
than the NRM caucus. The future of political caucusing or coalition in parliament seems unclear.
There is a potential threat to resurgence of a political gridlock which is a kin to the1966 Buganda
crisis. It is, therefore, under these circumstances that an investigation into the influence of
political caucuses to Uganda’s policy legislation became critical with a view of shaping the

destiny of the Republic of Uganda.

1.1.2 Theoretical Background

The study majorly relied on two theories; the Elitist Theory and the Systems Theory. The Elitist
theory suggests that people are apathetic and ill informed about public policy; that elites actually
shape mass opinion on policy questions more than masses shape elite opinion. This means that
public policy turns out to be the preference of elites. Public officials and administrators, merely
implement policies decided on by the elite. Policies flow down ward from elites to the masses.

Max Weber’s elite theory model of policy making is summarized as: Society is divided into the

few who have power and the many that do not, (Harman, 2010). Only a small number of persons



allocate values for society. The few who govern are not typical of the masses that are governed.
Elites are drawn disproportionately from the upper socio-economic strata of society. The
movement of non elites to elite positions must be slow and continuous in a bid to maintain
stability and to avoid a revolution. Only non elites who have accepted the basic elite consensus
can be admitted to the governing circle. Elites share consensus on behalf of the basic values of
the social system and the preservation of the system. Public policy does not reflect the demands
of the masses but rather the prevailing values of the elite. Changes in public policy will be
incremented rather than revolutionary, (Weimar and Vining, 2005). This theory surprisingly

undermines the power of the non elites to over throw the elites in the legislature.

Kahz and Kahn’s (1978) Systems Theory model portrays public policy as an output of the
political system. The concept of system implies an identifiable set of institutions and activities in
society that functions to transform demands into authoritative decisions requiring the support of
the whole society. The concept of the system also implies that elements of the system are
interrelated; that the system can respond to forces in its environment and that it will do so to
preserve itself, (Dye, 1995). Any system without accountability and principled parliamentarians
is only used to fulfil their personal interests, which partly explains why corruption deeply exists

there in.

1.1.3 Conceptual Background

This part dealt with political caucusing and policy legislation in parliament which are the key
concepts in the study and operationalised them. There are four main concepts entailed in this
study, namely: caucusing, policy, policy formulation and parliament. Webster (1913) defines a
caucus as a political primary meeting. The caucus is, therefore, a meeting, especially a
preliminary meeting, of persons belonging to a party, to nominate candidates for public office, or
to select delegates to a nominating convention, or to confer regarding measures of party policy;
In this study, caucus meant a meeting of persons belonging to either a party or grouping to
discuss matters of either party policy or of that grouping.



Public policy refers to whatever governments choose to do or not to do, (Dye, 1995). For
purposes of this study, public policy was limited to policy matters or bills brought by either

government or any private member to Parliament for legislation.

Policy formulation is the development of an effective and acceptable course of action for
addressing what has been placed on the policy agenda (Hayes, 2008). In this study, policy
formulation included all bills and policy matters tabled by either government or any private

member in parliament for legislation.

Legislation which is a synonym of policy formulation is the process through which statutes are

enacted by a legislative body that is established and empowered to do so, Hironori (2007).

Hironori (2007) defines parliament as the legislative branch of government. For purposes of this
particular study, parliament referred to the Eighth Parliament of Uganda (2006-2011) and Ninth
Parliament of Uganda (2011-2016).

1.1.4 Contextual Background

Article 77(1) of the Constitution of the Republic of Uganda stipulates that there shall be a
Parliament of Uganda. The functions of Parliament are outlined in Article 79 of the same
Constitution which stipulates that: “Parliament shall have power to make laws on any matter
for the peace, order, development and good governance of Uganda.” But in order to do that,
bills have to be presented to parliament by way of either a private member’s bill or government
bill.

The policy formulation process in the Commonwealth parliaments of which Uganda is a member
can either be initiated by the government or through a private member’s bill and very rarely by a
committee of the House, which also follows the private member’s bill procedure. In the case of
the government, policy is derived from: the President’s Election Manifesto; Budget Speech; and
State of the Nation Address. It can also be adopted from treaties and conventions ratified by
government (Kibirige, 2009). A situational analysis is made through research to answer cases

like disaster outbreaks and other issues reported in the media or by other whistle blowers.


http://www.businessdictionary.com/definition/process.html
http://www.businessdictionary.com/definition/statute.html

Technical papers are originated by the line ministry and taken to Cabinet for consideration and
approval since Article 111(2) of the Constitution of the Republic of Uganda mandates Cabinet to
determine, formulate and implement policies in Uganda.

Once the Cabinet approval is got, the Parliamentary Counsel is instructed to draft the bill and the
Ministry of Finance, Planning and Economic Development is asked to issue a certificate of
financial implications as a mandatory requirement stipulated in Rule 107 of the Rules of
Procedure of the Parliament of Uganda, which among others must indicate existing or proposed
methods of financing the costs related to the bill and its feasibility.

In the case of a private member’s bill, the line ministry affected by the operations of the bill
shall afford the MP moving it reasonable assistance on top of having to get a certificate of
financial implications from the Ministry of Finance, Planning and Economic Development.
However, should government, which controls the Consolidated Fund, lack interest in the bill, it
may feign lack of money to implement the propositions and so the bill will not see the light of

day; and that will be the end of it.

On introduction to the House, a bill must go through three stages of reading prior to being passed
into law (Parliament of Uganda, 2012). After the first reading, which is the introduction, a bill is
committed to the appropriate committee of parliament for scrutiny — further analysis where all
MPs regardless of which committee they sit on and members of the public are free to go and
make their input before reporting back to the Committee of the whole House in Parliament for

the second and subsequently third reading.

The parliamentary committee stage is quite pertinent in that its report forms the basis of the
second reading and subsequent discussion during plenary in parliament. A strategic party caucus
will send its creme de la créme in that professional line to argue their case and influence the
committee’s position since the committee report forms the basis of what is reported and
subsequently debated during the second reading in plenary. Should the report sail through
plenary without amendments, the caucus with the better argued-out-propositions would have

taken the day and their positions enacted during the third reading. But should the report meet



resistance and call for major amendments and perhaps voting on issues, the better-mobilised and

bigger in number group or caucus will carry the day.

Caucuses team up to protect and defend their ideology and interests and not the interests of their
constituents. While castigating the ruling NRM Government, retired Supreme Court Judge,
Justice George Kanyeihamba said, “The contributions of members of the opposition to debates in
Parliament have become vital today because the ruling party has chosen to make laws and
important decisions of governance behind closed doors in what have come to be known as
caucuses,” (Karugaba & Musoke, 2011). Each caucus gets to the floor of parliament with a
fixated position; not ready to listen and digest any alternative view from across the divide but
rather ready to vote ‘nay’ or ‘aye’ and call it a day, which leads to a stalemate. Legislators often
become chaotic and abandon policy legislation as was the case during the proposed voting on
recommittal of clause 9 of the Petroleum (Exploration, Development and Production) Bill, 2012,
to give unlimited powers to the Minister of Energy and Mineral Development (Imaka &
Naturinda, 2012). This culminated in lack of policy enactment and thus lack of policy outcomes.
This constrains public opinion and representative democracy in that the views of the people are
not brought up since they are not party to the caucus decisions. In a nutshell, MPs literally
abdicate their role as people’s representatives. These emerging scenarios in a way have greatly
affected policy legislation and if they persist, the masses will lose confidence in the Parliament
of Uganda. Therefore, this study focuses on the underlying causes and the possible remedy to
halt the rather plausible aftermath of political crisis. The study explored the influence that

political caucusing contributed to legislation.

1.2 Statement of the Problem

Political caucusing as a critical and central aspect of policy legislation was adopted primarily to
represent the various people’s interests and demands. It was meant to improve the efficiency and
effectiveness of legislation in terms of time and resources. ldeally, caucuses are meant to be
vehicles of dialogue and consensus building for democratic governance. However, political
caucuses have subverted from their cardinal principle of parliamentary democracy, which

emphasizes effective representation, to taking policy positions without seeking the consent of



their constituents (Olum, 2011). This position has made caucuses turn themselves into pseudo
parliaments which, however, cannot take legitimate decisions and have to present their fixated
positions on the floor of parliament to seek legitimacy and thereby try to impose their views on
their constituents, which makes them abdicate their representative democratic role.

Despite all these set conventional forms of legislation, there is noticeably a paradigm shift in the
Ugandan Parliament since the Eighth Parliament; political parties tend to regroup in their
caucuses to lay strategies of carrying the motion on the floor of parliament. They only come to
parrot and vote along an agreed upon fixated position despite dissent from their constituents,

which contravenes their representative role in parliament.

1.3.0 General Objective

The general objective of this study was to establish the extent to which political caucusing

influences policy legislation in the Parliament of Uganda.

1.3.1 Specific Objectives

The specific objectives of the study were:

1) To examine the extent to which political caucusing influences agenda setting in the
Parliament of Uganda;

2) To investigate the extent to which political caucusing influences policy enactment outcomes
in the Parliament of Uganda; and

3) To study the extent to which political caucusing influences policy outcomes in the Parliament

of Uganda.



1.4 Research Questions

1) To what extent does political caucusing influence agenda setting in the Parliament of
Uganda?

2) To what extent does political caucusing influence policy enactment in the Parliament of
Uganda? and

3) To what extent does political caucusing influence policy outcomes in the Parliament of
Uganda?

1.5 H